























individuals who comprise those families) and can arrange to have those
problems receive the full assistance of the public and private community
agencies staffed by people skilled in case work or rehabilitation work,"

A first step in developing policy and staff procedures for meeting the needs of
families with special problems is an understanding of the nature and character-
istics of these families. The report that follows presents a detailed picture
of problem families in Baltimore's low-rent housing projects and some of the
implications thereof, It is hoped that this information will contribute to
greater insight and more precise formulation than was formerly possible on the
extent and the nature of problem families in public housing in Baltimore,

Procedure Used

On the basis of the data contained in the original 152 case studies of
problem families, a picture emerged of the kinds of information required

to make meaningful analysis of the situation, From this was developed a
schedule to be filled out at each project for every family considered to

be a problem. The schedule used is in an Appendix to this report. An
effort was made to encourage the projects to include all problem families,
In the instructions that accompanied the schedules, some guide lines were
set up as to what was meant by "problem families"; however, it was made
clear that the definitions were not intended in any way to limit the project
staff or exclude any family they felt should be included., The instructions

read:

"Include every family you consider to be a problem, '"Problem families!
include those who have difficulties they cannot handle; require continu-
ing assistance in obtaining services from social and welfare agencies in
the community; become involved in difficulties with other tenants; or
for any other reason require more than their share of the time and efforts
of the management staff,"

The section that follows summarizes the data resulting from the answers given
to the twenty-six questions asked about the 355 problem families for whom
schedules were filled out by the staffs of the 14 low-rent projects., These
355 problem families constituted five percent of the total families in those

projects,

Most of the tables in the report combine the data for all of the projects,
Information on any of the aspects covered is available for the individual
projects in the Authority's Research and Statistics Division,



SUMMARY AND CONCLUSIONS

What is a "Problem Family"?

There may be some reaction to calling the tenants with whom this report
deals "problem families". One could use the language "families with
problems" or "troubled femilies'", However, there are many families with
problems that never become "problem families"; the family members have the
strength and the resources to cope with the difficulties they face, some-
times seeking and using help from outside individuals or agencies but
somehow mobilizing the family unit to deal on a short-term or a long-term
basis with the problems that beset them, The '"problem family" is one that
cannot cope with the difficulties with which it is faced and comes to the
attention of the management staff.

There are instances of family situations among the tenants where extreme
hardships are met and dealt with., These femilies with severe problems

did not become "problem families". In one project, there is a situation
where the husband is a quadruple amputee, resulting from a pathological
blood condition, His wife, who is in her early thirties, obtained a job
in a laundry that is not far from the project and she returns home at

noon every day to give her husband his lunch, She supports him completely,
with no outside assistance, on an annual income of less than $2,000, Their
apartment is clean and attractive, His mother visits frequently and does
a great deal of work maintaining a nice garden in front of their apartment,

In another family, which consists of an aged couple, both over 65, the wife
has for several years been bedridden, The husband words as a handyman and
earns less than $1,500 a year. In addition, he does all the marketing,
cooking, and housework, Regular free nursing service in the only outside
help this family receives.

Sometimes families find themselves in such circumstances they must have
help in making an aedjustment, Health problems are often at the core of
family difficulties, The trouble may arise from the illness of the father,
the mother, or the children, presenting problems of dislocation of family
roles in addition to severe financial drain, Families that can use help
make the necessary short-term or long-term adjustment to the situation in
which they find themselves,

The problem families with whom it is hardest to work are the ones that will
not seek help or use it if it is offered. Frequently, the characters and
personalities of those involved, which keep them from availing themselves
of help, are directly related to the external problems they face., An
example would be the man who is perennially delinquent in his rent payments,
and requesting rent adjustments and extensions because of unemployment,
losing jobs and changing jobs., Efforts to arrange for job counselling and
case work in order to examine the reason for this poor job history fail,

The same personality factors that made for his job instability would also
be operating in his failure to follow through and to keep appointments,

One of the main impressions from this study is that many problem families
won't reach out for help that might be available, and won't accept help
even if it is offered to them, In dealing with problem families, not only
in public housing but in the larger community, a major concern appears to
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be how to motivate families (or the individuals who make them up) to want
to change and do things differently. How can they be given the desire to
make that investment of themselves that is a prerequisite to change? Some
may be emotionally handicapped individuals severely limited in their
capacity for social living, others are very difficult to help because of
their limited intelligence and ability, but many others can be reached.

In one low-rent housing project, 86 percent of the problem families were
described as being ™"uncooperative", 'unresponsive", "not interested", etc.;
in another, 70 percent, No direct question was asked on this point and

the information was derived from the remarks freely entered under "Comments'.
Because of this we can only say that in some of the projects a large pro-
portion of the problem families were considered to be very difficult with
which to work and efforts to do so appeared to be unavailing.

There is, of course, a subjective element involved in individual decisions
as to whether a family is a problem and in determining how responsive the
family is to efforts to help it. The background of the staff member and
his experience in working with troubled families undoubtedly affect his
evaluation and his relationship with such families.

Working with unresponsive families is at best very difficult, But, if
positive results are to be obtained, it is extremely important that the
staff member feel that improvement is possible or he will not be able to
1ift the family from its inertia and discouragement, This calls for a
staff that is highly skilled and has a basic understanding of family
dynamics,

The Extent of the Problem

The proportion of tenants reported to be problem families was not extensive,
No project included more than 10 percent of its families as problems, and
some projects had as few as one percent, Half of the 14 low-rent projects
reported that less than five percent of their tenants were difficult or
troublesome families, Of the total families in these projects, five percent
were considered to be problems, or six percent if we exclude the three war-
housing projects recently converted to low-rent use.

The number of families involved, ranging from four at two projects to 78 at
the largest project (the latter also being the one with the highest pro-
portion of problem families), is not, in most projects, of great magnitude,
Yet, a large amiynt of work and staff time may be required in dealing with
these families.l/ Almost by definition, problem families are time-consuming

1/ The extent to which a small group of families can absorb the time and budget
of one or more agencies can be seen from recent studies in four widely
separated and very different communities, one of which is Washington County,
Maryland, The others are located in Minnesota and Celifornia., It was
found that a small number of the total families in these communities was
absorbing a very large proportion of all the health, assistance, and adjust-
ment services, (Community Research Associates, Inc,, The Prevention and
Control of Indisent Disabilitv in Washineton County, Maryland, 1954, p. 12.)




families, They are expensive families, too, in that they are frequently poor
rent-payers. More than two-fifths (43 percent) of the problem families in
Baltimore's low-rent projects were considered to ke rent-paying problems,
However, very few families were found to be problems only because of their
poor rent-paying practices~-usually this was accompanled by other factors,

as later analysis will show,

There was a greater concentration of problem families among white tenants
than among the Negroes., This is related to the differential in incomes
between white and Negro families and the comparative availability of decent
housing for both groups. Because of the low level of incomes for Negroes,
many stable families with no particular handicaps are eligible for public
housing, In addition, the dearth 'of good housing at moderate rentals for
Negro families makes public housing a very desirable objective,

Problem Families Identified Early

Two-thirds of the problem families became known as such to the staff
immediately or shortly after moving into the project, This indicates that
many of these families were already in difficult situations when they entered
the projects.

Tvnes of Problems

An attempt was made to determine what factors entered into the families!
problems, Almost 60 percent of the problem families were reported to have
financial difficulties, This is the factor that appeared most frequently,
Health problems, affecting 41 percent of the families, was next in impor-
tance, Difficulties with neighbors, inadequate parents, and poor house-
keeping, were other items that appeared frequently among the problem families,

In most instances, more than one factor appeared in each family. The average
problem family had three factors at the core of its difficulties,

Incomes of Problem Families

The incomes of the problem families having financial difficulties were not
considerably below that for all project tenants, The median annual income

for the problem families with financial difficulties was $1,993, or $131

below the median of $2,064 for all tenants, Three-quarters of these problem
families had incomes of less than $2,500 per year, and 29 percent had less
than $1,500 annually, Job 1nstabillty appeared to be one of the most
important causes of financial difficulties. In over one-fifth of the families
where there were financial problems, there was evidence of job instability.

Illness

Poor health is closely related to family breakdown, The major kind of ill-
ness was of an emotional nature., Over one-fifth of the instances of illness
involved persons considered to be mentally or emotionally ill, There was
twice as much mental illness among the white problem families than among the
Negro ones--21 percent as compared with nine percent., In most instances, the
difficulty was located in the parents rather than in the children.,



Physical handicaps occurred with the: next greatest frequency, accounting

for 13 percent of the illnesses, Diseases of the respiratory system,
consisting primarily of tuberculosis, followed (8%); heart disorders and
diseases of the genitourinary system (more than half were of a gynecological
nature) were next in frequency.

Helping Problem Families

An attempt was mede to determine the kinds of help problem families needed
to deal with their difficulties, Most often mentioned was "case work",
required by over one-fifth of the families, "Long-term financial help"
was next, "medical care" followed, and then "housekeeping training", It
was found that there is a great need for various kinds of counselling and
case work, including marital counselling, vocational guidance, parental
guldance, budget training, as well as psychiatric treatment,

Almost three—-quarters of the problem families needed more than one kind of
help, in the judgment of project staffs, A few families needed six or more
different kinds of help. The average was three different kinds of help for
the white families and two for the Negro families,

To the question, "Are the kinds of assistance these families need provided
by agencies in the city?", the overwhelming answer was "Yes", In 94 per-
cent of the problem families it was felt that the kinds of help required
were available, However, when asked the follow-up question, "Do you think
the necessary help can be obtained for this family?", far fewer said "Yes',
A major reason for this negative answer was the feelineg that many families

In other instances, the family was receiving routine supervision from the
Department of Public Welfare, and although the project staff member felt
that they needed more intensive case work the welfare worker did not agree
that the situation warranted it, or because of work load could not give it.
In scme situations, such as the need for psychiatric treatment, out-patient
services are available in the city but waiting lists are long, especially
for children, For adults, although services are more quickly obtained,
facilities are still very inadequate., Some needs were not being provided
for in the community, such as constructive and satisfying activities for
aged persons, Some individuals appeared to be too limited to use help,

According to the knowledge of the project staff at the time of this study,
50 percent of the problem families were currently receiving help from some
public or private agency. This means that half of the problem families
were not in contact with any agency to receive help with their problems.
An analysis of the difficulties present in the problem families indicated
a much greater concentration of problems among the families currently
receiving help from some public or private agency than among the families
not being helped. However, of the families not receiving help, 44 percent
had financial difficulties, over a quarter were having difficulties with
neighbors, a fifth had health problems, were considered to be inadequate
parents, and/or had poor housekeeping habits,

The Department of Public Welfare was the agency most often mentioned as a
source of help. Next most frequently mentioned was the Probation Depart-
ment, largely because family members--adults and children--were under the



supervision of probation officers., In some instances, families were receiving
support payments through the Probation Department. Hospitals and clinics were
also often mentioned as sources of help., Private case work agencies followed
in frequency of utilization, with organized charities like the Catholic and
Jewish Charities next.

About half (52 percent) of the problem families had received assistance frcm
scme private or public agency in the past, including public assistance, Two-
thirds of these families were still receiving help.

Cne~third of the problem families were receiving public assistance. A much
greater proportion of the problem families than of the general population
in the projects were receiving this kind of help,

About each problem family a question was asked regarding efforts which had
been made to obtain help for the family which had been unsuccessful or which
had not been followed through, It sppeared from the replies that for most
of the problem families attempts have not teen made to assist them in
obtaining help in working out their problems. In many instances this is
related to the feeling or the experience of the project staff that the
families would not be responsive to efforts to assist them, The readiness

or the ability to use help does not remain static and as circumstances change
some families that were unregponsive and disinterested might become more
accessible,

It is difficult for anyone not directly involved in working with these
troubled families to say that more should be done, or that more can be done,
Yet, the data submitted indicate that in some of the situations possibly more
can be done., However, it would be unrealistic not to recognize that many

of the problems that involve project families cannot be separated from
problemg in the community as a whole., The entire area of working with
multiproblem families is an extremely complex one that is concerning all

of the helping professions, Community agencies are not yet adequately
geared for working with these difficult multiproblem family situations.

Cutlock for the Future

What is the prognosis for the problem families? Can we expect that their
problems will be resolved? The outlook was hopeful for about 60 percent of
the families, There was far more optimism about the Negro families than
about the white, However, even where the outlook for the familles was
favorable, in most instances this was not considered to be a simple or
short-range matter, In three-quarters of the instances where it was felt
that the families' problems could be solved it seemed likely that it would
te a long-term matter, Again, there was a more hopeful outlook for the
Negro than the white families with regard to how long it would take to
bring them to the point where they could function without special attention
from the project staff,

Up to this point we have summarized the data on the number of problem

families, the kinds of problems they have, whether they are receiving help
with their problems, and the ocutlock for their future, The next few pages
will bring together information on the characteristics of these problem
families, such as their rent-paying practices, the types of family composition,
their average length of residence in the projects, the extent of overcrowding,
and related data,



Rent-Pavine Practices

Forty-three percent of the problem families were considered to be rent-paying
problems by the management staff, Two-thirds of these rent-paying problem
families were delinquent with their current rent., A far greater percentage
of the white than of the Negro families were delinquent with their current
rent,

An examination of the rent-paying practices for the preceding year shows that
for the families that were rent problems over 10 percent had not paid their
rent on time once durine the entire vear, and more than 40 percent of these
families were delinquent in their rent nine or more times during the 12 months.,
The average number of delinquencies for these families during the year was 7.3,
The balance of the problem families (those who were not considered to be rent
problems) had an average of 1.3 late rent payments during the year,

Types of Families

There are two groups of families that appear with significantly greater
frequency among the problem families than in the project population generally.
One is the white standard family and the other is the Negro broken family,
Although white broken families also appear among the problem familiesg in
greater proportion than among all white tenants, the difference is not
sufficient to be statistically significant. This indicates that although
one-parent families loom large in the picture of problem families, especially
among the Negroes, the fact that both parents are in the home by no means pre-
cludes that the family may be having serious difficulties, especially in the
white group.

Because of the growing numbers of aged persons in the population, and the
need for low-rent housing among this segment of the community, it is sig-—
nificant to learn from our data that old-age couples and families did not
contritute a large proportion of problem families,

Adult families were also found with much less frequency among the problem
families than in the total project population. In view of the present
interest in providing low-rent housing for needy single-person families, it
is interesting to note that a smaller proportion of single persons was found
among the problem families than in the project population generally,

For all of these groups--the adult, old-age, and single-person families--the
difference between their low proportion among the problem families as com-
pared with the percentage they represented of all tenants was statistically
significant.

Family Stability

Family instability is both a cause and an effect of family problems, A
question was asked about each of the problem families to learn whether there
had been many changes in the family's composition since living in the project.
About 12 percent of the problem families had many changes, 56 percent had a
few changes, and one-third had no changes. Changes in family composition
include removals from, or additions to, the family through such causes as
death, desertion, incarceration, births, etc., In almost half of the in-
stances where there had been many changes it was felt that these were related
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PERCENT DISTRIBUTION OF TYPES OF FAMILIES,
PROBLEM FAMILIES AND ALL TENANTS
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to the families' problems, In over a third of the situations where there
had been a few changes, it was felt there was a relationship between that

fact and the family problems,

Length of Residence

The average length of residence in the projects where the white problem
families lived was about the same as the average for the entire project.

In the Negro-occupied projects, there was greater variation between the
average length of residence of the problem families and the total families
in each project. 1In four of the seven projects being discussed, the
problem families had longer average periods of residence than the average

family in the project.

- 10 -




Family Size

Problem families are very often large families, The number of children
seems to exceed the ability of the parent or parents to deal with them,
Over one-~fourth contained seven or more persons, and 43 percent consisted
of six or more persons, There was a higher percentage of very large
families in the Negro group than in the white. Fifteen percent of the
Negro problem families had nine or more persons, whereas only six percent
of the white families were that large, The average problem family was
1.0 persons larger than the average size for all project families,

Overcrowdine

There was a high degree of overcrowding among the problem families, This
factor was greater among the Negro problem families than in the white
group., Seventeen percent of the white problem families lived in apartments
that were too smell for their families, This was true for 37 percent of
the Negro problem families! The extent of overcrowding is, of course,
related to the preponderance of large families just discussed above, and

is measured by the high standards used in public housing.

Crowding among the problem families exceeds that for the project families
as a whole, In every size dwelling unit, the average number of occupants
among the problem families was in excess of the number for the project
families as a whole,

Service Status

There is a lower percentage of veterans' or servicemen's families among

the problem families than in the project population generally, , Thirty-five
percent of the problem families had veteran or service statusl/, compared
with 45 percent of all low-rent families,

The Typical Problem Family

In summing up, we can say that a typical problem family is a tenant who has
lived in the project for some time; his problem is one of long standing;
the family is likely to be large and to be without a father, or, especially
among the white tenants, may well be a standard family with both parents

in the home, More likely than not there is a record of rent delinquency
and general financial difficulties., One would also be likely to find poor
health and/or personal inadequacy resulting in a lack of desire or an
inability to cope with life situations,

1/ Almost all of these were families of veterans,
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PROBLEM FAMILIES IN PURLIC HQUSING AND IN THE COMIUNITY

The kinds of problems one finds among the project families are not unique to
public housing, They correspord to the difficulties found among the low-
income families throughout the community., The existence, the intensity, and
the continuation of these problems is cleosely related to the resources and
facilities available in the community for helping families deal with problems
that are beyond their abilities to resolve alone, In addition, the projects
must have staff members equipped to understand the needs of these families and
the resources of the community, so they can be of maximum assistance in helping
problem families work out solutions.

Many of the problems fall into areas where professionals concerned with social
welfare are aware of lacks and are working to extend services., Therefore,
although it offers no immediate solutions, a long-range view would indicate
that it is vital for Housing Authority personnel to continue to take a prom-
inent role in health and welfare planning in the community, and to work closely
with agencies and organizations in the community working to improve socisal
welfare services and standards.

There are no panaceas for intense social problems, A program to ameliorate
and hopefully reduce to a minimum the difficult problems that families face
must be evolved in a broad community framework. IMuch remains to be done in
developing techniques and programs for working with families with complex
problems,

The importance of community agencies working together is highlighted by the
following recommendation from a study entitled "A Team Approach to Rehabili-
tating Recipients of Aid to Dependent Children":1/

"The experiment has demonstrated effectively that by pooling commu-
nity skills and efforts great strides can be made in solving long-
established and difficult community problems, Only in this way can
the enormous costs of community services (costs often contributed to
by solitary and duplicated efforts) be reduced and minimized. Intel-
ligent interagency cooperation may accomplish what even expanded
agency budgets sometimes fail to achieve-~the promotion of increased
and improved benefits for the citizens they serve,"

It is Interesting to note that whenever inquiry is made into the causes and
cures for any specific social problem one emerges with the realization that
the only realistic hope for widespread improvement lies in general community
betterment rather than in any limited, specific approach to the particular
problem. An example may be found in the following remarks concerning juvenile
delinquency,

Bertram M, Beck, Director of the Special Juvenile Delinquency Project sponsored
by the U, S, Children's Bureau, points out that "...efforts toward basic

1/ Ellarene L, MacCoy, 11.D., and Harry I, Friedman, Social. Securitv Bulletin,
January 1955, p. 15.
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prevention must be concerned with those social pfeliemﬁ-de81gned to bolster
family 1iving, Among them are programs advancing economic well-being-—the
social security programs—-and programs to provide decent housing. Measures
designed to cope with the problem of chronic illness and physical disability
as well as those aimed in a more positive sense at maintaining health are
particularly important, since they help keep families together., Individual-
ized social and psychological services for families should be strengthened,
Discussion groups, with trained leaders, for expectant parents in which
mutual problems may be explored and the body of knowledge about child develop-—
ment may be drawn upon are of vital importance ., "L

The summary chapter of the United Nations report, "International Survey of
Programmes of Social Development"2/, also discusses the importance of programs
aimed at prevention.

"Social policies thus increasingly aim at anticipating need and pre-
venting it from arising, through programs covering the population at
large, not merely those already in need, In many types of recent
social measures outside of social security, the over-riding purpose
is to maintain an adequate family level of living and prevent indi-
viduals from falling into need..."

Problem families, especially those with a combination of problems, as most of
the project problem families seem to be, are of concern not only in public
housing but in communities generally, Community agencies are seeking ways of
effectively working with these very difficult and complex family situations.,

Important research in this area is currently going on. A five-year program is
under way to learn more about the prevention and control of community-wide
problems of people who are in need, chronically ill, disabled, or maladjusted.
Three key experimental projects are being financed by $550,000 appropriated by
The Grant Foundation, Washington County, Maryland, is the location of a study
on the prevention and reduction of indigent disability. A project focussed on
the prevention and reduction of disordered behavior is taking place in San
Mateo County, California, and a third study dealing with the prevention and
control of dependency is being carried out in Winona County, Minnesota. The
objectives of these studies are to develop techniques and procedures for early
detection and rehabilitation; to develop methods for the effective utilization
of available basic services; and to develop new methods of administration to bte
used in the prevention and reduction of these community problems.

If these objectives are realized, the results of these studies will provide in-
valuable knowledge to communities, and to agencies like the Housing Authority
that are concerned with the health, welfare and adjustment of low-income families,

1/ Bertram M, Beck, "Curbing Juvenile Delinquency", Social Securitv Bulletin,
June 1954, p. 10,

2/ Bureau of Social Affairs, United Nations Secretariat, in cooperation with the
International Labor Office, the Food and Agricultural Organization, the United
Nations Educational, Scientific and Cultural Organization and the World Health
Organization, "Programs of Social Development: United Nations Survey", Social
Security Bulletin, December 1955, p. 16, ‘
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